Paulo: Urban Development and Employment (1976) ; and Sethuraman, Jakarta: Urban Development and Employment (1976) . This article reviews these reports' and their recommendations particularly as they affect women, and then goes on to review briefly the Basic Needs Strategy based on them and the implications for women of the New International Economic Order.
The publication of the reports of the ILO comprehensive country employment missions led to a considerable reassessment of development thinking. The mission to Colombia was shocked by current estimates and projections of unemployment and took refuge in wildly ambitious future growth rates. To close the floodgates of rural-urban migration it recommended a minifundia, family-based 'green revolution', since this would promote a more intensive use of labour and land, reduce massive migration, as well as recommending the informal urban sector, and suggesting ways of 1 Referred to hereafter as ILO/UAR, ¡LO/Colombia, ILO/ Ceylon, ¡LO/Kenya. ILO/Ethiopia, ¡LO/Africa. ¡LOI Abtdjan. ILO/Calcutta, ILO/Saô Paulo, ¡LO/Jakarta 42 raising employment and labour'productivity within it. The subject of women was directly raised in the Kenya report due to the importance of womenheaded households, particularly in rural areas. It was elaborated in the analysis of the informal sector through a discussion of the 'working poor'; that is, it was suggested that the problem of underdevelopment stemmed less from open unemployment than from the inadequacy of income from low-productivity employment.
The employment data base for policy recommendations
Because of unequal data availability the four studies of urban employment and development
were variable in quality. In this respect they clearly posed the problem of the data base upon which policy recommendations are made.
Because of the scarcity of hard information most of the ILO reports were largely general overviews.
Little of the data on unemployment and underemployment is broken down by sex so it is difficult to evaluate the employment recommendations for women. The conclusions of the reports are also suspect because the data on women's employment and unemployment, when it is available, is definitionally questionable. The data on female agricultural employment is particularly suspicious.
The labour force is defined as those employed plus those seeking employment (including those seeking work for the first time); the labour force participation rate is estimated by taking this total as a percentage of the population of working age. The data on employment are supposed to cover employers, the self-employed, salaried employees and wage earners, unpaid family workers, members of cooperatives, and members of the armed firces. But the numbers of hours that have to be worked per day to qualify as employed differs from country to country. Moreover these hours have to be occupied in the main line of work, which excludes people working in several types of production or services. Many women, especially those in the informal urban sector or working as unpaid family workers, are likely to be left out of this accounting.
The other part of the labour force estimatesthose seeking employment or unemployedis also suspect for women. It is doubtful whether many women spend time actively seeking work since they are occupied with their household tasks. A comparison of the unemployment data of Saô Paulo and Jakarta, on the one hand, and of Kenya and Sri Lanka, on the other, leads to the speculative conclusion that the lower the recorded levels of unemployment, the more likely it is that female unemployment will be lower than male unemploy- The data are presented in Table 1 as an illustration of how high total unemployment 'equivalents' can be, and therefore an indication of the employment situation facing women, on the assumption that both their unemployment and underemployment rates are worse than men's. While the reports also refer to the rural informal sector, mostly traditional family-based agriculture, they fail to point out that its low productivity and long working hours apply very largely to women only: seasonal unemployment or short working hours being a characteristic of the male agricultural labour force in most areas. Furthermore unpaid female family labour is by definition different from the inadequately remunerated working pooryet none of the ILO reports noted this category of women workers. The implication is that if labour productivity is to be raised to produce a marketable surplus through a green revolution, the family based nature of small farms may inhibit women's access to an adequate income.
In the case of Kenya, the working poor were more specifically defined as those persons earning less than 200 shillings a month. The report does not indicate whether this is the poverty line for the individual or for a growing family. We are simply told that this level is reasonable also in the sense of representing a standard of living which would generally be considered . . . to correspond to the minimum standard needed to avoid real poverty and deprivation' (ILO/Kenya: 60). The figure was also chosen because it was the 1972 equivalent (in terms of purchasing power) of the official minimum wage adopted six years previously for The report's optimism that the informal sector could be a source of growth and vitality and of a new strategy of development ignores two things: firstly, the common prediction that in future the informal sector will include a large proportion of the urban labour force with consequent greater crowding and more intensive underemployment.
Secondly that the nature of women's work in the informal sector, such as domestic service, prostitution, and probably much of the backroom garment industry, does not lend itself to upgrading measures. Curiously enough this was not a result of the report writers being unaware of the nature of urban women's work, or their assumption that it was unimportant because women can always depend on some male for support. On the contrary, they put woman-headed households on the official map and were so concerned about the position of women that they regretted having no member of the mission devoted entirely to looking at women's issues. Their difficulty, perhaps, was in sustainiñg concentration on women's issues through to the recommendations stage.
The main point here is that while in male headed households the spouse may also be earning, female headed households have to depend on the earnings of children to supplement the head's income. This suggests that not only must priority be given to finding work of any kind for female household heads, but that if the upgrading of the informal sector is to be taken seriously, then a principal goal must be upgrading the work of employed female household heads. divorced women compared to 39,000 divorced men, which suggests that divorced rural women choose to migrate to urban areas much more often than divorced rural men (ILO/Ethiopia: 124).
In spite of the pronounced female migration most of the commentary on motives for migration refer to men. The attraction of the towns for the migrants is that there they can get on:
"The basic reason is that these youngsters are desperately keen to get on in the world, and are convinced that this is only possible in the towns. . . . For such youngsters, rural society is the epitome of the archaic and the antithesis of progress" (ILO/Africa: 181).
When, as is so common, the rural-urban wage differential is included in the analysis, the 46 economic means for getting on is also supplied. Much of the rationale of the recommendations rests on the goal of raising family income. But no mention is made of the possible effects of these policies on the status of women within the peasant household. While it is recognised that many women are left alone to run the family farm, it is not suggested that they be regarded as the farmer, but rather implied that an agricultural intensification programme might encourage men to return. The Kenya report does take up some of the implications, particularly who should benefit from extension services and have access to the cash income earned through the transition from food crop to cash crop productionbut the subject is quickly dropped before any suggestion that the person who cultivateswhether male or femaleshould be the member of the coopera- What the policy involves is the capitalization of small-scale farming, using fuller-employed family labour, rather than the creation of new agricultural jobs. The conceptual model is a small capitalistic enterprise with a male entrepreneur at its head operating with the help of an official complex of input supply and extension information. There is no escaping the conclusion that the present proletarian (or, more accurately, serf) status of female household members would be further institutionalised, making outside intervention to improve women's personal status even more difficult. The only hope remaining to rural women is in the opportunities presented through multipurpose co-operatives and rural diversification. Otherwise, in their position as unpaid family labour, they must depend on the effect of higher income on living standards, a doubtful strategy unless the increase is very considerable.
The reports do comment on the possibilities for diversifying rural employment as a result of a successful agricultural intensification programme. They see new jobs opening in fertilizer factories, crop processing, manufacture of agricultural implements and machinery repair shops. However, most of these are likely to become male-typed, and nowhere is any apprehension expressed over women's roles as unpaid family labour being confirmed and strengthened, nor a sense of urgency about bringing directly remunerated work to women. At a time when so many planners are realising the importance of raising women's status through directly gainful employment and greater social visibility, the main plank of the economists' new thinking on employment and unemployment is to give women more 'man-days' of invisible, unpaid work in the family enterprise.
What of solutions to urban women's dilemma? The Kenya mission report listed its recommendations under services, the informal sector, and the formal sector. Since so much of the service industry has been regarded as part of the informal sector in the ILO mission reports, the recommendations are presented here together. The main characteristics of these recommendations are easing entry, enhancing competition, promoting the self-employed, increasing vocational training and subcontracting, and protecting trade and personal services from mechanization.
THE ILO mission members were quite sure that women's employment would be assisted by the development of the informal sector, yet elsewhere they confess that many women are involved in informal sector activities (such as illegal beerbrawing and prostitution) which are difficult to cover even statistically. Moreover, women are often employed part-time in several different activities which must present formidable problems for upgrading their work. Another area of the informal sector where women predominate is sales and services. But it is difficult to see how labour productivity can be increased either here or in the domestic service industry.
With great heterogeneity amongst products and services as well as amongst methods of production in the informal sector, these recommendations, even if accepted, would have a very uneven impact over the sector as a whole. Vocational training, is probably over-rated, for once a woman knows how to work in small-scale manufacturing, such as using a sewing machine, there is little scope for further upgrading her productivity; rather the terms of her contract or sub-contract need amendent. It is virtually impossible to do anything for women in the informal services sector: with easy licensing and limited credit facilities, discrimination in favour of male applicants could put some women out of business. In this regard, the general criticism that upgrading informal sector enterprises in practice means upgrading the more viable ones with the result that the remaining one become more economically insecure, is likely to be especially pertinent to women.
Some of the direct and indirect effects will depend on the constraints imposed on the style of formal sector (principally large factory)
development. There is no need to quote the evidence on the capital intensity and poor employment record of this sector. The policy of importsubstitution followed by most developing countries has been widely condemned and most thinking in official circles is concerned with promotion of traditional exports. The Kenya report itself calls for a revision of the protection system and more export incentives.
The promotion of primary exports is likely to intensify the subordination of women in familybased agriculture. Moreover, the expansion of post-1945 manufacturing may have been dominated by import-substitution in Latin America and to a less extent in Asia, but it has also meant substitution of women's own cottage industry through the development of capital intensive industry. A change in scale and production method is more important to women than whether the product should be nationally produced or imported.
Thus the recommendation of some of the ILO mission reports to lower protective tariff rates on manufactured items can be questioned. The pattern of tariffs appropriate to promote employment and indigenous secondary industry will vary from country to country. Adjustments to the exchange rate which favour small industry and the use of local materials instead of imported inputs would be of assistance to local employment, especially women's.
Because policies directed at upgrading labour in the informal sector are unlikely to reach women's activities in that sector, and because women are discriminated against most when there is severe unemployment, any policy directed at increasing the number of jobs, even of poorly-paid jobs, is more important to women than to men. Thus the ILO recommendations to change the product-mix (composition of manufactured goods) in order to stimulate production of the more essential light consumer goods using more labour intensive methods are extremely important for urban women. A more even spread of skill requirements in the urban economy should also encourage new attitudes on the part of employees to the recruitment of women.
A final short term recommendation of some of the ILO mission reports is the establishment of employment exchanges. This would not only provide more information about jobs available but could be a first step towards monitoring the conditions of work in activities which so far have been outside legislation. Employment exchanges for domestic servants, for instance, could provide comparative information on wages and work conditions, and could be the basis for unionising women even in a situation of general unemployment.
The reports also recommended changes in education. Literacy skills should be mixed with more relevant general education and vocational training to 'redirect the aspirations of students and their parents'. This is somewhat vague! If it means more relevant skill training then it has to be said that although the real needs of the country may be for technicians and people of intermediate skills, with unemployment existing at all skill levels, re-orienting the education system towards them would appear to be premature. The Ethiopia report urges caution over planning trained manmanpower:
"It is simply not true that a growing economy 'requires' particular types of manpower, in the sense that it would fail to grow without them: it is almost always possible to ge tround the absolute lack of particular skills. No doubt, it takes a pilot to fly a plane and a surgeon to perform operations but it is misleading to carry such analysis right through the entire spectrum of occupations" (ILO/Ethoipia: il).
For women this is particularly relevant. The very low levels of even primary education for girls in many countries points to a first priority in any Finally, population control is given a passing reference in all the reports as a long term solution to the imbalance between the rate of growth of the labour force and the availability of jobs given advancing technology. It is also seen as a means of reducing the dependency burden on households. But there may well be contradictions between the proposed policies and population limitation. The best strategy for population control remains the advancement of women so that they can make truly free choices, but the latest thinking on employment and unempolyment problems does not address itself to this issue.
The Basic Needs Approach and women
The Basic Needs Approach (BNA) was born out of disillusionment with the theory which maintained that prosperity amongst the skilled or capital-owning groups would slowly trickle down to the less entrepreneurial or disadvantaged. The first principle of BNA is that if benefits are ever to reach the poorest then development strategies must be rooted in their needs. It is highly relevant to women's issues, for taken to its logical conclusion it must confirm the argument that the wearier, more malnourished, more dependent sex, deserves special attention.
The second principle of the BNA is that production increases should initially be of essentials needed by the poorest, and produced by the poor themselves so that there is little chance of alienating consumption from production. Insofar as these industries will be more labour-intensive and increase the immediate availability of essentials relative to non-essentials, women's interests should be promoted.
The third principle of the BNA is that of participation of people in the decision-making process.
As the background paper to the International But feminists will face a couple of problems (at least) with this statement. One is that it assumes some initial improvement in either education and health or in participation in decision-making, yet how this is to come about for women is not specified. In the whole of the ILO document nothing is said of women's organisations, yet it is difficult to see how women can be reached or can join in new opportunities without being mobilised.
The other problem is that nothing is said of women sharing access with men to decisionmaking, which will affect both their own and their husbands' economic opportunities. We can be sure that in the case of the first problem, it was assumed that a husband's participation would be the The BNA lays considerable stress on providing for the unemployed in order to ensure that they have adequate income to purchase in greater quantities. This is simply the Kenya mission's emphasis on adequate employment for the working poor taken further. A number of points here could prove to be traps for women.
First, the focus is on currently unemployed labour, and this is largely male labour in rural areas. Second, it is implied that higher productivity methods should be concentrated on new employment rather than current work processes. Third, this new higher productivity employment will be in the wage sector of the local economy. Taken together, this would result in strong economic differentiation between those who are presently fully occupied and those absorbed by new employment.
While the BNA recognises that men and women approach the labour market from opposite endsfrom underutilisation and overwork respectivelyits emphasis on providing adequate employment presents a difficulty. If women are already fully stretched, they are not likely to be available for the new higher productivity jobs. They will probably continue to dominate home-making activities and self-provisioning food production, yet as we have already noted, these are just the jobs which are unlikely to be upgraded. The new technology and the new jobs will go to men. If this happens, the inequality of exchange as regards the relative labour productivities of the sexes will become greater and the obstacles to women's equitable integration in development must become greater.
There may thus be a case for giving priority to changing women's present inadequate employment into adequate employment, even at the cost of retaining some male unemployment.
Women and the New International Economic
Order As aid, foreign investment and international trade failed to fulfill their promises of advancing the economies of developing countries, a closer look was given to production and trading structures and international economic institutions. Not surpris-ingly it was found that the highly imperfect capital and commodity (including technology) markets were operating to weaken the purchasing power and productivity of developing countries relative to the industrialised countries. Structural changes, rather than the workings of the free market were increasingly seen as the solution to the growing dualism between poor and rich countries. These changes have been outlined in a set of statements known as the New International Economic Order (NIEO).
So far NIEO includes several strategic targets for developing countries: higher and stable prices of primary products; the transfer of markets as well as technology to developing countries; and selfreliance in food. The little that has been written on the implications of these for women has centred on generalised optimism that higher prices for primary products will pass in the form of higher income to women in the farming community. But whether this will be personal or household income is never specified. The truth is that the effects of a NIEO on people, as distinct from national exchequers, depends heavily on pricing, marketing and investment decisions internal to the national economies of developing countries.
Insofar as higher and more stable prices for primary primary commodities accrue to producers in rural areas, women should benefit. There is, however, the danger that in taking advantage of better export returns, productivity improvements in rural areas will concentrate on export crops, and since their production is usually under the control of menusing family labourrural women will not share equitably. The custodial role of male heads of household could also be strengthened and the backstop kitchen gardening status of women confimed. If, on the other hand, there were imaginative institution-building, incorporating women's interests, or if increased income were used for rural diversification, women could share in new employment opportunities, particularly if production were under their own control or under the control of an accounting unit other than the household.
Those who support NIEO argue that the transfer of technology and markets for urban-based products will promote a balance between capital intensity and job creation such that an internal dynamic is established. This should progressively reduce the numbers of urban unemployed while maintaining a steady rise in labour productivity. 
